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‘Educational organizations have always had their crises. . In the -not-to-dis-

tant past, educational leaders confronted problems of increasing enrollments

wifhout.adéquate buildings 'and staff, legal prgssures for desegregation without
el quate , . b

local support, and rising public expectations without the resources to meet those

/

demands.
At the present time, many ﬁghool districts and universities are facing a

’ problem of a different sort, namely, declihing enrollment and rising costs.

»
N

At -first glance, these factors may not seem to be cause for concern: ,clas§'size

can be reduced, overcrowding can be eliminated, and new programs can be developed.

On closer inspection,. hqwever, it is apparent that serious problems.occprﬂyhen~
- N T - - v / A -'

v

it takes more and more dollars to educate_fewer and fewer students. At some

[N o

p . @
oint, the "crunch' comes: . taxes must be raised, budgets must be cut, teachers
point: R %S/’

" must be terminated, and schools must be closed. As a result, overtaxed communi-

ties rebel, teachers'protesf, and parents‘ﬁbbilize; What looked like an oppor-

tunity can turn into a substantial management K o?}pm. Cuban describes the situ-

N4

If demographic changes are one arm of the pincers

squeezing schools, t other arm is rising costs.

/" Spending more to buj less is, as true for a school -
system as it is for families. Combine inflation

with less revenue coming into the county, then .

the pincers close (1979, p. 368), ‘

ation using a vivid two-armed pincers metaphor:

" While edutatibﬁal leaders have been cdping'with and writing about declining
'enroilmént for almost a\deqédeg the fopic has attracted thg interest of educational
researchers only recentiy. Several reasons may explain this dela;: First, the

" study of organizations usually reflects tﬁe soéiai context in which it occurs
o :(Benson{ 1977). Thus, until declining enrollment became & real ‘p:oblem for .

educational leaders, it simply could not compete in the marketplace of research

issues. Second, declining enrollment was avoided because it was perceived by

~

" ) [




- . ° ) - . \
’ Managing Enrollment Decline 2

-

S

. ’ . « - . ‘ ‘ ‘ . ! »‘
many observers as a temporary condition; something that would go away.- Thus,

it was never really taken seriously (Leyine, 1978). Finaily, enrollment del e
. : I . - f
cline might have been avoi&hﬂ because organizational researchers w¢rei8;90ccupied

with growth and its consequences (Whetten, 1980a) Deciine implied failure and

' . AN
few researchers wanted to study fallure. ° D //7

°
N .y ' .

k . Events qf the past five years, howevef, have changed this perspective; \\'
Educational reseafchers now realize that thejoccurrence.of deélinigg enrdllmen; o
is ; domimant theme in many é4uca%i;nal organizations. - They also‘realize thét

. the problem is not temporary and that it is worth studying as a legitimate edu- )

) fcitibnal pheﬁomenon.' ' - ' ’

.Rpspoﬂdiﬁg to the "nedd to know,". early researchers (circa 1978-1979),

W

with few exceptions, eoncentrated on a single district's response to its own

unique situation (see Zerchykov, 1981 for a comprehensive review of the advice

. -
2

and empirical literatuﬁs on declinjing enrollment). - These early §tudies (e.g.,
Bishop, 1979; Cuban, 1979; Keough, 1978) were often written by superintendents

‘and university professors who were consulting to ihé district at the time that

r - - . a
. " “

the problems. erupted.

- ‘ z

While these eap!y 1nkest1gat10ns provide a colorful descrlptlon of the
° ’

events and issues 1n question, they seem limited for our purposes in at least - '

-

thrée way;. ‘First, they predomlnantly focused ofi-the modt visible and pollg}cally
divisive issue of enrollment decline, naée]yk school c1051ngs. :Thus, whqle__'

array of administrative prqcbsses, policies, and effects were largely un- .
exﬁfgred. Second, the résearch methodology wa;;fypiqaliy case study in nature.
Rarely were experimental, qﬁasi-experimental,‘or correaational.desighs employed

(with quantitative analysis) to produce conclusions that were internally and

externally valid. Finally, these studies often faiLEd to make the necessary
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link between the rich concepts and theories of the Tesearch on the one hand,
and the. implications for>educationa1 practice on the other, Therefore,Aa )

bifurcatipon occurred between scholars and practitioners: educational researchers
’ ' ' JI o K -~
spoké to other researchers at their professional meetings, while. educational
. N ’ . ° . * . N . . ‘.
leaders exchanged "war stories'" at their own association meetings. An integra-

tion of research findings and applications"to practice was sorely needed..

- e

The purpose of thls spec1a1 1’§ue of the Peabody Journaf of Educatlon is .

‘to attempt to overcome these-limitations. The papers in this collectlon grew

out of a conference on the subject, organized.by the guest editor, held at

Peabody ColTege of Vanderbilt University in February, 1982. The eonierence

was sponsored jointly by the Natlonal Instltute of Educatlon and Peabody College.

Conference participants included the authors whosi/papers appear in" this Iburnal
L]
and d1so educational praltitioners, schélars, and 'students’ of educational admini-

'stration from all over the country.

In specific terms,‘the’content focus of the pap%rs vary widely from the
-2 " tos o o - Ny
ever-popular school closings and,polities to reduction-in-force (RIF) policies,
‘ .
community involvement, succession, different management responses, and financial

o

loss in urban systems. The research methodologies also differ significantly both
. , ’ . .

.

from each other and from earlier studies. There is the intensive case study, to
. , E 1
be sure, but this method is complemented by a comparative case analydis across

15 suburban districts, another -comparative review of 8 urban districts, 'a survey

r

of teachers and principals, a case survey of 59 districts, and the use of archival

L -

. data. In addition,.the'units'of analysis differ in these papers. The authars
concentrate on a school district, suburban gistricts, urban districts, a college

within a large university, and the data from a populatfon of uniyersities.
r v

)
Y

s
\
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Despite'the apparent variation in the papefs& they are held together By
two common threads: ~current knowledge about‘deéiining enrollment and the :

applicatibns of that knowledge to future_praétice. In terms‘of curreht know-
ledge, the first ‘two papers provide descrlptlve analyses of the underlying
processes by wh1ch school dlstrlcts manage thelr enrollment dec11ne crlses.
The paper by Betty Jane Narver traces ‘the Seattle _experience of the school

board as it attempted to close schools, but then had to redefine its role in
- ‘ - \

.

o o _
-the face of community opposition to the managers of property and conservators -
"of ‘the neighborhood enzironment. William Boyd and Dennis Wheaton trace the

political processes in 15 suburban districts and distinguish political behévior

. -

- in high and low status districts. : ' -
. ) ) ' . NG : . . .
Second, there are attempts to go beyond description to explanation of the

- &
; . . . b . .
effects of various retrenchment policiés on organizational outcomes. William

Phelan looks at the perceptions of ‘teachers in Massachu'setts toward\early re-
P P y

’ -

tirembﬂt and reduction-in-force policies. The paper by Michael Berger evalu-
ates the effects of four typical retrenchment policies’ on per pupil costs,
_pupil-teacher ratios, and equity. James Cibulka shifts the analysis “to 8. urban

. . T
districts to attempt to explain the reasons behind financial loss in large urban-

- systems. . .
Finally, there is an attempt to.conceptualize various responses to decline

rand placé'those~categories into. a theoreticai framework. Judith Babcock's paper

traces thr;e types of adjustments to dec11n1ng enrollment over an eight year
period at a college within a large, state- suPported unlver51t; The paper by .
Zammuto, Whetten, and Cameron contlnues the focus on 'decline in higher education
.by using a contingency paradigm té argue that the type ?f managerial response to

declining enrollment depends on the nature of the changes that occur in the or- o\

ganization’s environmental "niche." ' <

. . . . . . <y
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But, the creation of enrollment decline concepts, frameworks, and theo-
retical statements is not the only thread that binds these papers together.'

They are also joined by a common focus on the application 'of their findings
‘ to future prdactice> Each paper addresses the fundamental questioh of what
. . . . N
the different conclusions imply for eaucational practitioners.

To integrate the ,various findings and suggestions, Professor Robert

Behn, a noted authority on decline and cutb!ck méeagemeni (see Behn, 1978a; .

1978b; 1980), argues that dec11n1ng enrollment produces f1vefd1st1nct mana-

gerial opportunities. He exhorts practitioners to explore and seize thes

<

opportunities. His analysis provides a fitting conclusion to this collection

of studies, while at the same time implies a natural point of departure for

-

future investigations on this vital topic.

*

The focus on current knowledge and future applications leads to the

general question of how to think about the problem of declining enroilment,

- AU T L .. .
retrenchment policies, and organizational outcomes. The remainder of thi}

LY

introductor} essay will provide a conceptual framework ‘for viewing the papers

fhat follow. 4 - ) ‘ .

2
:

- v * Theoretical Framework

Thé“Basic Problem ” : l L | ~_
Aejusting to deelining effrollment involves herd decisipns,about who will
be lef go, what programs will be ;caIed,dowﬁ\or terminated, and what Qroups
ﬁill_be asked to'make‘eﬁat,kinds of sacrifices., The’problem of decline comes
not only ffom‘the ieed to raiee ‘new funds or cutback over-capacity, however.
It comes, in addition, from the reality that manaéiqg“ﬂecline is significantly

Lo

different from managing organizational growth.
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Levine (1979) ‘identifies three of these differences. First, organiza-

-~

" tional researchers have §hown that change is most easily accepted when people

affected by the change have something to gain in_ the process. ~ Under conditions-
t .

of growth the slack resources necessary to win acceptance of change are avail-
able to the organlzatlon s ganagers Under dec11ne, by contrast,'the rewards

\ .needed to obtain commitment to change are generally unavailable. Thus, agree- -
A N . . , .
ment to controversial pOIicieS (like RIF or school,closings)becbmesproblematic.

v - @

Second, educational organizations -- like other public sector institutions -- -

make dec151ons under condltlons ofSprofe551onal norms, collect1ve bargalnlng

’ agreements,,and/or gbvernment mandates. In times of growth, these factors will

not inhibit the declslon-maklng process too much. W1th decline, however, these

elements constrain the: ab111ty of- pollcymakers to: ralseXrevenues or target the

cutbacks. Finally, organizational contraction, unlike growth, produces‘serious

e . » .
morale and job satisfaction problems. It is''simply not.as much fun or exciting

working in a contracting organization'as\gt is working in an expanding one.

‘The problem with declining enrollment, therefore, is really twofold:
‘policymﬁkers, on the one hand, must determine what actions they will take to

enable the organization to reach what Richard Cyert (1978) calls "a new equi<

librium“at‘a smaller scale of-oporat'on" (p. 347)!* Concurrently, however, they
must:also decide'hon they will go about making these unpleasant, constrained
decisions.: The first problem.is substantive, whé@reas the latter problem con-
cerns.proce§s. “While it is\true‘the two probleme giffer in focus, they are

similar in that they each present policymakers with a novel set of circumstances

¥ -
- .

. for which there s no'hiétory_or experience. In other words, declining enroll-

ment is a double-edged sword that forces pol1cymakers to decide what decisions

"they will make to cope W1th fewer and fewer students each year and how they

should go about making those decisions, under significant constraints.
i .

r

o ... -
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Substantive fgtrenchment_policies. Substantive policies focus on raising.A
peveﬁues, cutting Qosts, or some combination of the two. Variou} framéwo}ks,
g @ave been advanced to catalogue these responses (see Babcock, 1981; Levine;,w
1978; Murray and Jick, 198.1; Whetten, 1980b). Based on these frameworks and a

review of the literature, a two by two matrix can be formulated (Figure 1). One

<

" REVENUE-GENERATING - COST-CUTTING

/ POLICIES POLICIES
a) e Short-term loans ] b) e Freeze hiring
’ . e Rent surplus space - ' o Stimulate efrly retirement
LESS e Sell surplus equipment | e Cyt across-the-board
N ® Increase productivity |~ e Defer maintenance
POLITICAL . ) —
DIVISIVENESS c) e Lobby to change state d) e RIF by seniority
' funding formula " e RIF by seniority +
. e Initiate referendum -performance
R MORE e Serve new clients , . e Selective cuts
e Sell vacated schools ° ® School closings and
consolidation

FIGURE 1. SUBSTANTIVE RETRENCHMENT POLICIES .

dimension includes policies which vary in terms of whether they increase

revenue or decrease costs, while the other dimension distinguishes between
. . .

policies which are more or less divisive, politically-speaking. Cell "a'" depicts
’ ’ - . ' L ) : o . '
less divisive revenue-generating policies such as short-term loans (tax

antipipatiqn warrants). Cell "c" depicts more con%roversial stvategigs such-
as ini;iating a referendum. Cell "b" shows rqiativély nondivisive strategies
such és enacting ‘a hiring freeze (nondivisive because no one within the
system suffers directly), while ceil "d" includes reduction-in-force policies
to cut back existing staff. It is important to state that although Figure 1
distinguishes the various policy alternatives, rarely do they occur in a
singular or seq‘zﬁtial fashion. Instead, school board; tené to couple ihe
various policy‘ Iternatives (e.gr, Hiring freezes often xcompany hiF;‘school
! closings often inqlude the sale of the building and/or.pf;perty).,

/

. v | -y
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4.
Process retrenchment policies. Process retrenchment p011c1es focus

wa

on the management tasks of plann1ng for. and obta1n1ng acceptance of a board s

- »

decisions. ,There'ls-a prollferatlon of _technical materlals on preparing<
budgets, projecting enrollments calculatlng cohort survival rates, and
analyzing personnel and facility requirements (see Blshop, 1979; Brown §
Serville, 1979; Estes%,1977). There is ap equally large number of papers
which focus on the political-task of garﬁlng commitment to retrenchment de-
cisions (see Divoky, 1979; Elsenberger, 1974 Keough 1978).‘ . |
BESed on this literature, a process matrixycan be‘formnlated (see
Fdéure 2). One dimension includes policies which vary on?whether they are;

1

. : t{ .
technical or political; the other dimension distinguishes less and more

¢
divisive policies. Cell "a'" describes the types of technical decisions

(e.g., whether to use a cohort survival technlque or not) which tend to be

relatively noncontrover51al. Celll"c,? in contrast, involves technical de-
cisions (e.g., zero:based bndgeting).which are likely to generate more con-
troversx. Theydwill be divisive because they invoive{the evaluation of per-
formance, the quantificationfof qualitative data, and the use of "rational"

techniques which might disrupt the flow of current selective benefits. Cell

"b" describes several noncontroversial, political policy decisions' (e.g.,

whether to form a. taskforce or not;.how to educate the community regarding
’ £ ’ ™ L ) . .
retrenchment). Cell-"d," on the other hand, includes decisions (e.g.,

changing leadership; using a consultant) which will probably generate a
. . B . -
great deal of controversy. As before, th€ distinction between varieus man-

agement policy questions is more academic than real. School boards make their

. .,

‘declslon51n’tandem rather than one cell at a time, or in a two- staged process

i /

of attending to the technlcal first and to the polltlcal next (Sargent and

Handy .1974) . e

o 1i |
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TECHNICAL POLICY .. = POLITICAL POLICY
DECISIONS TN DECISIONS
" ) a) e Cohort ‘survival analysis | b) e Form task forces 3 )
. A e Enrollment projections , ® Delay time from R
: LESS ~ ® Personnel/fagility '»* - problem ‘annlincement
, ' analysis " . to' first closingk
) e L Use real estate data - -9 Educate community L
© ~POLITICAL. R '_o‘DevelQR "ie1ge -
.- DIVISIVENESS - .| -, mentality
1 ere Zero-based budgeting d) e Change leadership -
e Evaluation research e Use consultants
MORE 2 .
. ) e Develop long range '® Inwolve.commun1ty
‘ T plans @ -Involve teachers
e » ’ . . o . O . . ) *
. FIGURE 2. PROCESS RETRENCHMENT POLICIES. | ’ -
N P . N
- 0rgan1zat1ona] Consequences . » _ ’ ' - .
. . 3 v
:2&§g Generally speak1ng, the two most. 1mportant consequences of retrench~
A
- . ment p011c1es are the 1ssues of eff1cency and equ1ty and the tradeoffs betueen
the two (Gurln, 1978 len, 1975) Efficiency refers: to cutt1ng employees
" and units to maximize‘longterm surv1va1 of the organ1zat1on‘as a whole, .
1rrespect1ve of the d1str1but1on of those cuts (Levine, 1978) Equ1ty, in
. contrast, means the d15tr1but1on of cuts across the ent1re organ1zat1on, '
irrespective of the imﬁact.of the cuts on the longterm capacity, of -the or-‘
\ ' gan1zat1on ?Lev1ne, 1978) y ¥
“The ch01ce between eff1c1ency or equ1ty 1nvolves several delicate . \
t;adeoffs .Cuts on the bas1s of equity (i.e., sharing the pain) are easy " )

to enact, and avoid the unpleasant task of singl1ng out certain parties for

¢

and thereby threaten the su;v1val of the organlzat1on as a whole (Lev1ne,

1978). - Se1ect1ve cuts to enhance

. ]

. sacr1f1ce, but. they pena11ze eff1c1ent units and reward 1neff1c1ent un1ts.

e£f1C1ency. 0n the other hand, 1ncrease

”,

M

the 11kel1hood of organ:zatxon surv1va1 (by feallocatang prec:ous resourcef i

L %

'of

~

. from margmnal to more central unlts/persons), but they requure a cost]y analy- L

{

RS

‘ s1s of and agreement on: wh1ch unlts/persons are most esséntlal in the long run.

‘
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.In summary, managing enrollment decline is difficult because it really

1nvolves two problems in one. Educat10na1 leaders must‘dec1de what p011c1es

~

they w111 enact to realagn the1r organ1zat1on w1th itd Contractlng env1ronment

‘ Rl

.'while at the same t1me, they&ﬂhst dec1de how they w111 go about making: these'"*';

»

unpleasant dec151onsm Whatever the dﬁkaslons, however, each have’ 1mp11cat10ns
’ y A\“ N";s ’ '
+ for eff1c1ency and equ1ty Moreover, the re1at10nsh1p between eff1c1ency and

equ1ty rs orthogonal in nature. The more cuts are targeted at 1ess effac1ent

[y v
"

units (Q g., ‘an, underutlllzed school), the less equ1tabde the dec1s1on ("Why

LS :

’ eff1c1ency ("We are the mosf productlve department why penalize us? -Whyinot

4

- ‘cut that other department 1t has' too many teachers?") .

” , 2
Wlth these concepts and’ 1ssues as a backdrop, th1s spec1a1 issue presents

some df-the most recent emp1r1ca1 research on the t1me1y topic of managing
enrdllmentcdecline; A

. .
o



. .fﬂanaging Enrollment Decline 11

REFERENCES

~ a

Babcock J. Organlzatlonal responses to problematic resources. In K. Chung
~(ed.). Academxiof Management Proceed1ngs 1981. Loveland, Colorado:
L1thograph1c Press, 1981, 244 248. .

i

Behn R. Closing a government fac111ty Public Adm1n15trat1on Review, 1978a,
38, 332-338. : : .

. Behn, R. How to terminate a public policy. Policy Analysis 1978b 4 393-413.°

: o . <
Behn, R. Leadership for cut-back management. Publ1c Adm1n1strat1on Rev1ew,
" 1980, 40, 613-620. .~ % e T _ “a

’

’ > .. . : : . '] ' . ‘ 3 Y 'i" R . .
Benson, J.K. Organizations: a dialectical view. ~Admirmistrative Science
Quarterly, 1977 22 1-22. . :

a

Bishop, L. Dealing w1th dec11n1ng school enrollments Educationfand Urban
Society, 1979 11, 185-195. : : . ‘

Brown, J. and Serv1lle, A. Enrollment.decline and institutional size.
« Cause/Effect, (September) 1979, 22-25. ) .

Cuban, L{' Shr1nk1ng enrollment and consolldatlon Education and Urban Society,

1979, 11, 367 395. O . .

»

Cyert, R. - The management of unaver51t1es "of constant or decrea51ng size. Public.
Admlnlstratlon Rev1ew, 1978, 38, 344-349. , . -

.D1voky, D. Burden of the seventies: the management of decline. Phi Delta
Kappan, (0ctober) 1979, 87 91. R )

Eisenberger,. K. C1051ng a school: some ways to ease the trauma . School
Managemént, (August) 1974, 33-36. ' _ , :

Estes,:N. Budget and management in a perlod of declJn1ng enrollments. In
Enrollments and School Closings, Kansas C1ty Un1ver51ty of. Kansas, :
School of Educatlon, 1977. . JER

Gurin, A. Conceptual and techn1cal issues in the management of human serv1ces

_In Sarri, R and Hasenfeld, Y. The Management of Human Serv1ces, New York:.
~ Columbia Un1ver51ty Press, 1978 _ . R R

y

Keough, W Dec11n1ng Enrollments A New Dilemma for Educators ‘ Eloomington,
Indiana: Ph1 Delta Kappan, 1978 - . . .

Levine, C. Organlzatlonal decllne and ‘cutback management Public Administra«
tion Rev1ew, 1978, 38, . _ , ,; _‘ s .

-

Lev1ne, C. More on cutback management hard questions for hard times. Publicu.y
Admin1strat10n,Rev1ew, 1979, 39, 179-183. e

Murray, V. § Jick, T. Strategic decision responses to hard times in public sector ,
) organizations. Academy of Management Proceedings 1981. K. Chung Jed )
Loveland, Coloraao 1thograph1c‘Press, 1981 339 343,

‘ 14




' , - ' ‘Managing Enrollment Decline S ¥

. Oken, A. Equity and Efficiency: The Big Tradeoff. Washington, D.C.: The
Brookings Inst1tut10n 1975. N : .

Sargent, C. § Handy, . Fewer Pupils/Surplus Space: A Report. New York:
Educational Facilities Laboratories, 1974. '

-

Whetten, D. Organization decline: a neglected topic in organ1zat1onal science.
Academy of Management Review, 1980a, 5, 577-588. . :

In

Whetten, D. Sources, reponses, and effects of organization decline.
- . Kimberly, J. & Miles, R. (eds.). The Organizational LiRecycle, San
W Francisco: Jossey-Bass, 1980b. - - - ‘ y
. L S
o ‘ Zerchykov, R. Review of the Literature on Managing Declime in School Systems.

Boston: Institute for Responsive Education, 1981.

;‘,
(4]




